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vavoravow Fors [T 25x1A%% 1 November 1951

THROUGH : Mr. Max ¥, Millikan
SUBJECT t Preparation end Coordination of Hationsl Estimates

before October 1950,

I have prepared the followinz informal comments in response to your recent
request for information eomeerning our esxperience in the preperation of National
Estimates before Cotober 195C, Of necessity these comments are merely sugpesw—
tive indications of toples that migzht be pursued further if this 1s desired for
the purposes you have in nmind. The enclosures have heen gelestsl as smong the
most pertinent that were immedistely st hand. They are perhaps sufficient to
illustrate the various points that I have tried to make.

These corrrents are directed only to the final review and coordination of
estimates and not to the questions of research, production, and collection re-
quirements, vhich vere the sonstant eoncern of the producing divisions of OFE.
As Chief of the Coordination and Production Branch of the Publications Division,
I was responsible for directing the coordination of papers with the IAC agencies,
and I personally conducted most of the formal interegency coordination meetings.
These observations are made largely from that vantage point.
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Althougzh a mmber of different publications were issued by ORE (the
Office of Research and Estimates), only the ORE (naticnal estimates) series,
the SR (Situation Report) series, and an occasional Intelligence Memorandum
were formally coordinated with the IAC agencies. These ocorments concern pri-
marily the ORE's and the SR'g,.* '

In general, the subjects of papers wers propoged by the reglonal and func-
tional divisions to the Publications Diviaion®* for approval and formal initis-
tlon. Many important papers resulted from requests external to CRE {pc1, nsc,
JIC, IAC, Seoretary of Defense, etc.)."** These were initiated through the
Publications Division, which drew up the terms of reference in consultation
with the substantive divisions and alloeated production respensibilities and
deadlines. Ordinarily this type of paper cerried a higher priority than ORE~
initiated papers and resulted in the frequent deferment of the latter.

Increasingly the protedure in initisting major projects ineluded inter—
agency conferences on the terms of refurence and allocation of production ree
sponsibilities among the ageneies. The trend was in the direction of inereasing
interapeney cooperation at the working level. Not infrequently 23 hos comuittecs
were appointed for this purpose.

* The other offiecial publications were the CIA-series (Monthly Situation

the Daily and Weekly Summaries, and the NIS-series (National Intelligence Sur-
veys). The volume of ORE production is indicated in the attached report
(Bnolosure 4) for 23 mouths (1 Jemvary 1950 - 1 February 1951).

%%  Successor to the Staff Intelldgence Group and its predeceasors, the Project
Diviaion of the Intelligence Staff, and the Estimates Group. The Publications
Division also incorporated the former Current Inte Group.

*#¥ See Fnelosure B (Supplement) for a recapitulation of such requests for 1950.
It will be noted that projeots internally and externally initisted were about
oqually divided. This also wms true of projects actually completed.
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Athough for sone time the State Department had consistently exchanged
information with CIA on the initiation of profects, this was not true of the
other agencles. Enrly atierpts (1947-4f) were made to exchange information
with the agencies on the initiation of projects in an effort to retuce dupli-
cation, G=2, i=2, and State collaborated. (NI declined on the ground that
rost profects were for internal esonmumption, Falling to get complete cooperas
tion and agreement on a uniform reporting period led to temporary abandonment
of this effort. Begiming about Jume 1950, however, a consolidated lie% of
IAC~initiated projects was issued momthly. In the absenee of any significant
coordination of project planmning among the IAC agencles, this list was only
informational and was discontimied after the reorganization. A separuate ro-
port wvas sent to the‘ IAC agencies each momth giving in detail the status of
all ORE projects.

Campleted draft projects in ORE vere reviewed and edited in the Publications
Divislon in consultstion with the producers. The drafts were then sent to the
IAC agencies for camment, '

2.

The procedures for produsing and ecordinating intelligence estimates are
set forth in ICI 3/1 of 8 July 1948 end DCI 3/2 of 13 September 1948, These
vere based on the provisions of NSCID 1 and 3.%

Draft estimates were sent to the IAC agencies either for written comment
or with a request thst representatives be appointed to discuss the papers at

* DCI 3/1, "Standard Operating Preeedures for Departmental

;Ch; l;/rodnctz -Picm and Coordination of Hatiomal Zntgeplligmm.“ Foxticipetion in
olicy Gove Jepartmental C ]

Rapom'and t“z;ﬁm Dep oncurrences in Nationsl Intelligence

RSCID 1, "Duties and Responsibilities."

NSCID 3, "Coordinstion of Intellipence Production.®
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a scheduled interagenoy mseting, When wmritten comments were requested, &
revised paper was prepared in the light of theése comments and was sent either
for final concurrence or for discussion ai an intwageﬁcy meeting, Variations
of this procedure were used, dependent on the isportance of the paper and the
nature of disagreanent,

Experience had shown that only the exceptional paper could be finally
olesred without an interagency confarence, Wara, in order to expedite final
publication, mhamﬁngmmhdintm@'eatmjmtyafmmm
of written coments, An a‘btempt’m uade to obtain the best possible repre-
sentation at these meotings, and, in goneral, it was of high osliber, The
more important and controversial issues were usually covered by 2 larger and
more able representation than routine projects. The neetings were ordinarily
gonductexi by tiwe Chief of tihe Coordinction and frodustion awh of the Pabilie
sations Division, Representatives of the Dimim which had preparo& the
paper ard of other interested Divisions of (RE were also present, Not infre.
quently Bransch and Division Chiefs participated, Az far as possible verbatim
changes were made in the text, or, where this was not feasible, sgressent was
reached on the substance, and persons were appointed to write a revised vers
sion of sections of the paper, Recordings of the discussions were made and
filed for reference, The position of each agency was canvassed at the conglue
 sion of the meeting.

The revised text agreed upon at the meeting was again edited and then oireu~
1ated to the sgencies for final concurrence or dissent, Any substantive changes
incarperated in the text at this stage were cloared with the agencies in advange,
or they were M/Meﬂ to such changes,

A vory small mumber of estimates on the probability of war were prepared and
coordinated by an ad hoc commlttee on which the Global Survey Division of (RE |
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was represented. The final clenrance and publication of these were handled
by the Publicsiions Division,

A few estinates were nroduced under the urgent procedures prescribed in
DCI 3/1 except that in some cases the initial step in the process was to call.
the agencies together for n diseussion of the terms of reference. Fven under
the best conditions, expediting estimates of this kind proved cumbersome and
wnduly timewconsunming,

During the year 1 Novembor 1949 -~ 31 October 195C, 36 CRE's and 8 SR's
were published, Of this number, 10 contained dissents by at least ome acency,
and one SR contained a eoncurrence with exceptlon. TWone eontained two dlasenta,
but three dissents vere resorded in three OFE's and four in one ORE. The last
of these was a papar on Soviet atomie eapability,® prepared and coordinnted hy
the ad hoc cormittee noted above, and was concurred in only by the ARC. Of the
other threa, two were concernsd with highly econtroversial iasues in the Par
East.** In sumary, 75 percent of the ostimates vere coordinated with Ml
TAC eoncurrence, and an additionsl 15 percant contained only ome dissent. In
2 vory few inatences estimetes werc canceled in the face of probable multiple
dicsents. One sstirate (CIA/ME 3050, "Effects of Probahle Arpgentine Econcmie
Practice on DS Security Interestn") was sansaled hecoure of the inability or
failure of OIR o take a finmal nosition. Only in very exnentiomal cases wers
IM's ooordinated, However, IMw312 » "Prospects for on Early Successful Chinese
Cormunist Attack on Taiwan," encountered special coordination difficulties fin-
cluding three dissents) vhich were reported at the time,%x® (See also raferemce
to this paper in Seetion 3, below.)

* ORE 91-49.
** ORE 7-50, "Probable Developments in Taiwan,”
ORE 29-50, "Consequences to the US of Commmist Domination of Mainland
Southeast Aaia,"
#r%  See Emclomure G,
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3. Iroblems.
One of the recurring preblems thet beset the coordination of estimates

was the apparent lack of authority of representatives at interagency mecetings
to speak fin2lly for their apencies. Not infrequently a change in the agency
pocition would take place contradicting the originmal position of its repre-
sentative or taking a new position, This was a source of embarrassment to
the representatives thomselves snd a soureec of frustration to those in CIa
vho had produced and coordinated the paper.

This partiecular weaknoss in the process of coordinstion was nlso the
cause of congiderable delay in the final agency approval of estimntos becsuse
not until the head of the intelligence agency had affixed his signature to
the conourrence or dissent could one be sure of the agency's final position,
The time-lag at this stage was sometires serious and regulted in dalays in
publication,

I do not reoall that any aystematic study was ever made of the effact of
coordination on the quality of CIA papers. My impression from wvorking with
a great many of them wag thst some papors were improved and othors were not,
The improvement was usually in the nature of strengtioning the developmemti of
the problem with the addition of pertinent data or the carection of factusi
materdial., “he predictive aspect of the estirates was not infrequently watered
down and rendersd immocuous in the process of roconelling conflieting news,
The tendency was seldom in the direction of taking a strong position that
would be helpful to policy makers,

It was recognized that acme of the problens of coordination eould have been
snticirated if there had been more exchange and consultation between CIA and
the other asencies during the preparstion of estinmutes. In certain of the
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divisions theve were sxsellent infesmal relations, ss vas svidemsed Yy the
greater fasliity with vhish thelr pep s vare fimmlly eleared.

In spite of the mechange of informetion threugh status reperts snd preject
inttietion date, thers was stil1 & need fur sleser verking relstionships tn
the plawning #d prepareation of projests. Iprovenmt vas evident in Uils aren,
~and an increasing nwmber of pyvjests were underteken end Snitisted in consults~
tion with the other agencies. Agrownnt uas reached on the turms of reference,
and responsibility for variows parts ves allocated. Only one persca in (RR,
m.mumuwmwwmmmmpmw. This
was a totally inedequate alloestien of nampower for ek an fuportert respensde
ey, Althoogh the deficiencies in project plamming and produstion coordine
tion vere resognised at the time, 1t wes irpossibdle to yemedy the situation with
such & limited steff, | .

MWMNaWdMWWWW&
poliey constderations into the fimal veviev of papars. This wvas reperted to
hmdm,mwmmn.mummmm
desks for yeview. A case in paint wvas CIA/RR 30-50, "Rf¥sets of Probable
Argontine Eoonmic Practice om US Sseurity Interests,® in vhieh all of the
agencies concurred emcept Stade. It appesred thet OIR vas wmeile to sulmit en
independent intelligence juldgaent an this peper.* The estimgte wvas not pube
1ished, nmma_mmm‘wmmm
sstimate oould be produced cnly in GIA besause no palicy ecnsiderstions would
affect its ounclusions.
etMqud%dM’ﬁMmm ™he

® Ses Tuslesure D for the details of his sass.
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process of anordizmation outlinmed sbove was umnesessurily cusberscas and In-
volved. Noreover, the nscessity for learing all shanges in a draft vith
all ageneles up to the time of publication made it axtremely diffiocult to
expedite production., Added to this wvas the faot that swh ¢learanee was

usually at least one echelon removed from the IAC member himself, uho night
at the last mnemt reverse the position taken by his suberdinates.

Although the riter 1s not faniliar with the diffieulties that nmay have
existed in obtaining certain information from the I&0 sgencies at the resesrch
level, it was apparent that military information involving US foraes wms not
evailable to CIA even wvhen it wvas nocessayy for the completion of a natiomal
estimate, This was evidant in IM-312, "Prompects for an Early Successfil
Chinese Comrmunist Attack on Tadwvan,® where the torms of reforence had to be
modified to exclude reference to the effest of the presenco of US foress b~
eause the necessary information was wnavallable to CIA., The dissent of OXI
vas based, nevertheless, on the fact that this omaiderstion was exsluded.

No adequate systen of pricrities vas in offeet mnd applicable %o all of
the I agmaies.® Cenerally mpeeking, mewtings were pumotually sttended
and deadlinen met, but in individusl cases it was diffigult to estadlish the
priority of omrtain papers and obbain full ocooperstion in meeting deadlines.
It van the writer's fapression that there was mo lack of individual villing~
nese to goopsrate tut rather an imatility to do so besmuss of orgenisatiomal
complexitios within the agencies themselves. In scme instanees it may have
boen due to the inaliMty of CIA to obtain full suppert fyem the IAC ageneies.

A ontirvedng prohlem wvas the interpretation of the words "consurrence” and
“dissent,” especially the latter. The definition of *dissent® in ICI 3/2 vas
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not always careflly adhered to. Thers are snolosed tuo reports wvhich cover
this problem in more detail. (Rnclosures E & F.)

It is believed that the fMull potential of ORE was never realised, dbecause
of the lack of a wvell-dntegratad intelligence produstion nlan, Hany efforts
vere made in this direction (see Enclosures G & ¥), tut, for rexsons ummown
to the writer, no significant results enmued. Beasuse of this, much of the
time of ORF yms memt in M1fN11ins the varded requests of other offices and
arencien for information and estimates, The rest of the profuction pro*'rma
14 not necessarily represent the eoordinated Jodment of the office on the
relative importance of the subjeots soieetad.

4. Conelusioms.

I helieve that I shonld refrain from Areving any detailed conelusions on
the basls of this rather hasty and superfiecisl review of a very complex situa~
tion. No carefnl raseareh, houever, 1s necesaary to arrive at the broad eone
clnaion that internally ORE lacked a elear coneeption of §ts misalon and that
externally its ralations with the IAC agencles appeared to be inademetaly

dsfined, 25X1A9a
D/R1ONR N Mobarprrlh

Enclosures (with orimin-l only)s

A « IList of Reports and Estimates Published
1 Jamary 1950 - 1 Pebruary 1951
B - ORR Jtatus Report
C - Cooriination of M=712 ’
D = Suspension of Publieation of CIA/RE ’
¥ - Review of ipemey dissents recelved on CIA puhlfcations (forvmrded separately)
F = 140 Cooperation with CIA
G ~ Analynis of OPR Produstion
H « Report of the Comittee om a Conprehensive Production Plan
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